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Anglvses o1 US poiicy towa:rd Vietnam gince the fall c: Saig:z:
have centerec on the intiuence c3i1 three iactorz:. residual
bitterness: the jt:;na ca:d:%/ind the Vietnamess coccupstion of
Cembodia. lwmportant in varving d#greesras these tactors heve hLeern.
hoewerer., they neeéd to be considered in the trosader context ér me ic 2
changes in the American -perspective on East and Southeast Asgisz
beginning in the late'sixties wefl before the Communist viztory in

Indochinz.. 0OFf these chenger #¢ they relsted specifically tc

Southesrst Asisa. one was 3 much diminished cencern with the region &=

the source of majoi*:}fatogic threats to US interests. A sgecond.
coming # gotd deal ter. wasg the substitution of ASEAN t(the
Association of Southoast'Alisn’Natjgns)-inr~V1etnnm &8s the focus of

American policy interest in the region. It iq this changed

perspective that provides the rationale for the very limited role the

United States hag plaved in the Third Indochina War. a role that has

constricted US leversge but ctherwise hes thus far served Americsn
interssts well.Ft?f ma jor coneequence in laying the foundation tcr

this 2ltered Ferspectiv & the American rapprochement with the

Pecples kRepuublic of Fhing. iteelf vas 'y-1acilitated by the Sina-

——

_—

Soviet split and Chinese concern with the progrtsémﬁf“us:&gyiet

.

dotente. Eut alsc o1 considerabtle sigrificance were evoluticnary

trends in non-Coemmunist Southeast Asia toward national integraticn
#nd regicnel cooperation. Changed relstions among the great powers

undermnined the srgument _that mzecive American involvement in

deve iopments cast increasiny doubt on the validity of the dominc

thecrv.
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The Ni;;n Deetring o2 July 189 jg remembered primasri:y 327 it:
contirmetricn ©F plans 10y SoRpléete US troop withdrewz) from Viesraa
end vhe 1imite 1; Flaced on 1uture US military parricipation iy ti.-
.:erénsc c1 Agisn #llies 13 1riends. Less noted wes its impiszi-c
abendsnment ©F tne domins tlecrwv. 'At GUuam., In terms That nave Finhce
be-ome pmost &t the litany o! kKepublicen and Denccratic
adminiztrzticng slike. Hixcn eaphazized the st:engths notv thé
wernTweses vl nea-Communist Azia. AfF his successcre have done. he

fow v
gtressed record *:onsmic;rates in Southeast Asi2 and the decline ot
the Marxist do:t}inaﬁ apﬁos! as Communict countries fel) behind
economicaliy. He alzs peinted to the limite "Ked China's"™ internal
probiems were placing on its sbility to export revoilution.

Within twe years. "Fed Chinese"” expansionism was joining the
domine theorv on the road to elimination from the ofticial American
srrav of threat perceptions in Scuth#ast Asia. Thus. in Octeber
1670¢. even though the US invezion of Cembodia had put & temporazry end
1o US/FRC talk;. Assistant Secretary of State Marshzll Green in
test{ﬁoni befcre the House Committee on Foreign Relations, decl!ared
thzt the FRI waz "...not today considered to pose # juggermaut ftvre
threst to i%s neighbois." G:antiné continued concerns among China's
smxller neighbore. he s2id "Hevertheless the nature of the threat on
China's periphery ie less direct thsn many supposed it earlier to £;~
#nd the crpacity of Others to S22l with the threat. especisally amcng
Chirig's non-Communist neighbire. is gensrally grezter than in the

rede . ML E)
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With Eoth raoicelly »liered tnrest perceptions end raridiy
declining prospecte t0r Americsn public suppert tor !u;ther large
investmante in an e:1tort merely to preserve South Vietnam's
indererdence. the maintenanrce o1 UL credlbil!ty tecame the
administration's major justiticmtion 1:s continued American
participation in Indochina hostilities. Thuse. in March 1%7E, presscsd
by congressional questioners to explain the need for néintainin; the
flow of armg and s2ecistance to Indochina., Assistant Secretery cof
State Fhilip Halsb responded "We nc ionger see the security of the
United States as cdirectly., immediately atlissue. Neve;theless. it
remaing true thst failure to sustsin our purposes in Indochina would
have a corresive effect on our sbility to gonduct effective diplomscy
worldwide.” [2)

In the war’s aiternath. » new vision of a power balance in East.
Asia favosable toc US interests anc orf a more "mature®™ relstionship
with an increasingly prosperdous., £table. and cohesive ASEAN WRE
enshrinecd in President Gerald Ford's Paciftic Doctrine and cther
public statements. It wae not. however. reflected in the fﬁrmul&tisn
¢t any new a1nd comprehensive pclicy toward Southeest Asia. Nor was
the deciine in attention to Indochina reflected in correspondingly
incressed attention to non-Communist Southeast Asia. Such interest
ag Secretary v State Henry A. Kicgeginger retsined was not in
éauthﬁsst Azia itself but in how Amergean-palicy there would enhancs
or reduce what he sxw as badly-damagsd American credibility woric-
wide. The Mavagues rescue effart wes » case in point. No thought -

was given to the impact ¢f 3 militarv acttion mounted in disregzro o1



Thai suvereligntiy on reilericone with Eanghcl; instesd. the 1ccus w=:
demcongirating that the United States could not be chal lenged wi:

inpunity &3d would not hesitatle tc use military power to detend i'r

Simjla: conziderations lay behind poclicies pursued witi :espé:t
toe SELTU and the lerge Americen militarv presence in Theilana. Witk
the war ovesr snd detente Qith the PRC weé!l under wav. the US now red
ne irteie®t in perfetusting ?ithera Put it waeg the adminjetration's
hWoepe that the dissclution of SEATO snd the withirawasl irom Thailsn
could he accomplished ir. wavs that uohld‘nat suggest either thet the
United Statesr wag being forced out of the regicn e7 that it wase
sbandoning ite resronsibilities. The resumption ¢f negotistionz over
ihe Fhilippine basée agreement }lso reflected. samong other fsciere,
this precccupation with credibility. Thug’responding to doubts
concerning the detense rel!ationship expresced by Philippine Fresidsnt
Ferdinand MNarccs and others, Hi;singtr declared in June 1875 "We will
permit no guesticn to arise about the tirmness cf our trezty
commitmenite. Allies who seel: cur support will find us constant. At
the esame time. i znyv partper seeks to modiry these commitments. we
will be prepared tc a:comoﬁate that desire."” [3]

With dszmage limitation the p:incf;a! precccurstion. no breosd
concent of the future Amesicen role in Southeset peiz emerged ::aﬁ
higher levels b2yond an intermitient interest in 2 more active
relaticorehip with Incdonesiz bacsed on ite potentiz]l as a "regiconal
influential.” ndeed inattention waz so grest as a2t times evern to

hznpesr the conduct ot dey to €2y busiress. Thie was notebly tne cezse

&
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this were not carried to the point ot
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the unavoidetble
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of policy planning.

reguired continued #ttentior ¢

the regicrn by thoese orerstionsliv recsponeible. Such deaily prescures.
ot courzeé., were not felt on the Hill or among the generel putlic,
There. the desire to torget Vietnam tended o extend to all o7
fevthesss fL:sie. In Congress, sttitudes towzrd Scuthesst Agia in .
ienérs: were expresgeaed in the tcorm ot 2id cuts., Farticulsr--and
nesetive--cancerns were foovsed on human rights problems in the

Frlilimrines.
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The desire to t1orget. ot course, aprlied with particular 31072+
te the question of tuture relations with Vietnam, Prospects 3or
c:rshore oil expivration and trads si1oused some limited interest irn
tuciness circles Iin normalizing reletions with Hanci. Otherwise,
there was no signiticent Lonstituency pressing for iuch acticn 2
even exypreseing interest in the possibilitiv., Moreover., to the exrer*

that recidual bitterness wae an important barrier to normalization.

"

it was intensiiied by Hanoi'e insistence that the United States wzs
otliged under the Pzris Agreement to supply csubstsntisl smounte ¢
aid and by Vietnamese unwillingness to discuss procedures for
providing an accounting of Americans listed as miseing in acticn

(MiA) withouvt & pricr UZ acknowledgement of this obligation.

Bitterness was certainly a factor in administration peolicy. The

O

"peace with honor"™ that Nixon hac¢ announced on January 2, 1873 ang
for which kiesinger had been awarded the Nobel Frize had proved ¢ te

anything but. For thie., in administration evee, the blame Jlsy with

’

o

Cengress and with Hanci. Thus., the terms in which. in June 1%

-
[
n
n

{ﬁger announced American intentions seemed hard!ly promising.

"New regimes have come to power I Agia in the lzst few monthe." ne

€aid. "Thev hzve ticuted inmternztionsl agreements and flagrantly
viclsted interretional etandards #and that we cannct ignore. Byt we

are prevared to lock to the tuture. Cur a=ttitude toward them will b=

intfluenced tv theirp condust towargd theirs

3
i J

ighocrse and theisr attitude

"

L)
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s

toweard us. In Zeptember (%7€, 2s the Ford sdministration drew

NG
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ietunt Seczretarw of State Lrthur Hummel's

»
"
"
9

a clese.

reggionz) testimony indicated Jittle chenge. Still emphasizing

"
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norpaliz>tizcn is the retuszl or

thoee missing in action. Henoj

e-cnomic mfeLetance vnder the Farics

prohibited such sssiztance by la

Meanwhije. the embargo, which
to 11 ¢t Vietnam and Cambodia from

Communist-contrel led srea. remzined

South Vietnamese asset
Hovember 1278 the United Sta

membersehip in the United Nations.

specitfic reterence to the MIA issu
demands a2izz dominated congressional
bypropriation Act of 1276 had bs
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time. howsver, The MIA igsesuve was
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temrosrzry suEpsneion otr the embargo.
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peycrologically helrtul svwlcl &1 the end ¢! & tragld ere zrd 32 =
wEV O encouragring Vietnegm to contentrzte on internal reconstructicy
and 1o dilute Sovist int.usnie there It apresred alsc that tre V14
igzue might become i¢ze sensgitive &t homs, the Hiuse Select Commities
on Miesing Feraong In Zcutheast Agiz heving concluced in its leiemzar
1278 report the: "no Americans &re still being alive 28 prizaoners in
irdochina...” end that "= total ccounting by the Indcoccorina

geve: nments is not rvoscible and should not be expected.” (&) There
wae alsc conesideradble cptimiem that Hanoi would respend to the new
sdministration in & more accommodazting manner than it had to its
predecessor.

With these anticipations. 38 o¢ne ot ites earl)liest East Acian
policy moves, the administrztion in mid-March 1877 despatched.a
precstigious misesicn to Hanoi led by President Leonard Woodcock of the
Uriited Autco VWorlers urnicecn. The results of the Woodcock mission
ceemed 13+ther promicsing. The Vietnamese turned over the remaine ot
elevey, Americsne =nZ agreed to et up especiz! machinery for acting on
Mif inrormaticn provided v the United Sziztes. The mission's repcst
Jerszribed the Vietrnsmess &5 showing interest in the esteblishment of
2 new and mere 1riendly relzrticomehip and., while clearly expecting & .
UL comtribution to their ecocnomic reconstruction, tlexible aboutr its
tcrm &nd showing undsrztanding ©f Amesizan political constrzints, I
= fulgesient precse conrerence. (Erter wsloomed this tlexibility.
Howewer, he wes cErerul! 0 emphzeize that, even though an aid ard
vrede relzcionghipy czuld tiow rrom o the normalizstion process, the

“icsd Supter owed Vietnewm mellisr spolcgzies oy debts. [10)
SN0 QL Lt L A e TN
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etary Habit had 1e1errea v A£SEAN a2 "& nmovement which we

1 X3
d
L
[y

fenerally tavored alchough not one in which we need to particines‘:

Lo dirsectlv.” Eemdooss B e e SRR o e s o
U : : -
S [LR) A% the time., this somewhat distant view mirrored &SERIs

Cwr:. Gericiaily non-sligned it had heen clearly anxicus, ecpecia.iyv

in its ftormative vears, nct to be caught up in a close US embracs cr

tn

I in gsheen's clothing by

L)

to justity the chareacterizstion as & SEAT
which it 'wae initial!ly greeted in Mostow and Beijing.

By 19477, however, ASEAN's view of itselt and the way it wzs
perceived elsewhere had both changed. Ite tirst summit meeting &=
Pali in February 137 had been a gratifying demonstrztion of
resilience and unity in the face of the new situation in I[rndochinz.
Beijing and Mcescow had begun to t§ke tavorazble note of the

anization. ASEAN’s internation

m

or ] ties. developed in the focrm of

"

economie "dizlogues” had been established, first with the smaller
Pacific powere--Ausiralia. New Zealand, and Canada--then. atfter &

digestive paucse, with the econeomic great power, Japan. lts second

()

summit in Kuala Lumpur in August 1977 h

)

d been ftollowed by meetings

there betweenr the ASEAN leader

m

and their Australian. Japanese and
New Zealand counterpsrt while immedizately therearter in Manila the

Fu

:uda Doctrine had strecssed Japan's interest in cooperation with

»
"n
mn
»

ASEAN wzs thuz now more confident zbout undertaking ties with =

"

superpower. At the same time. Carter administration East Asian

volicy malers sew & relationzhip with ASEAN 2¢ fitting very we!ll int:
2 egvstemstis €ttcrt to encourazye B New, more positive, Americen imx_ ¢
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Al the militerv-security emphzsis ¢l the o

g Ehztorical emphacsizs on ecinonic ciopsrztion notwithstanding, the
A1

B meeting ir Menilz irn Seytember 15377 thet inauguratsed the US-paSEbal

*;* dislcygue relaticonehip produced 1ittle of the Ling, Indeed. in vni:z
L2 ] -
w0
ﬁﬁ and subecesuent meetings, the linited States found iteelt unatie 10
0"‘3,

recrond positively to ASEAN peositione stemming trom North-Scuth
ﬁq conciderstions-~-support for commodity fundes and the like--or from
DY
bﬁ degiree tor preferential treatment. However, &s viegite and meetings
:'i::t
K - s . ~r . . -
g multiplied, the importance of ASEAN was given more symbolic weight
3&& and dealinges with it began to involve & fairly wide range of cofricial
e:ai;
&} and other Americane. Thie was perticulzrly the case with Vice-
v;:,c
» (4
P Fresident VWalter Mondaile's vigit to the region in May 197&. Although
L4 . . ) . : . :
ﬂ§ not all cof the ASEAN countries were included on his itinera:y the
$3.3
%,‘ trip waes tilled as an ASEAN-focussed event, and the customary
i )
v elaborate preparations heiped te instituticnalize the regionzl
e crganizztion’s new place in Americen toreign policy.
':l"
by . . A . .
'ﬁﬁ “The locus ©f the second US-ASELN Ministeriz]l Meeting in
wh
e A
il wWaerningtom in Auguet 1273 ziec 1scilitztes emphzeiz on the impirtenoes
?( the VI onow placel on the relxtionzhilp., Ths pregsnse o Seoreter or
)
v ; . :
VZ Lezte vemoe and iv other US Jzbinet memierz and 3 wrrm refeption v
l:x_\i':
Y tie Wraals House Enooan the =il edded & ofood dGexl 1o the politicesl
gt vl . N . . .
& svng-o.iem £t the maocting, 58 did The rsxzt that it provided the
g2:
! »
o il B Ty férfrstery Vance to announce US support for a major ASELN
0

ttiestive. the Commen Fund, A%t the tsame t1ime. the United States was
5 . : . ~ :
. Sonrirming ite continued stretezic INnterest in non-Communict
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Southeast Asia. grant militarv assigtance wxg retsined tor
a1
and Indonesia in the Y busset derpite initial

A

ofpposivioen. The Vice Fresigent's

3

the United

16

resttirming ‘tatles

#s = bkilateral as well ae multilatersl
*aot--the r1irst pubilic statement of this

level sincce the end &1 the Indochina War

M

assured bath the Thei engd the Indonesians

o

relisble supplier of militarvy equipment.

wisdom of retain the American

vigit by Ascgigtant Se

jate in &7 had proviced the impetug fer

cblization

under the
commitment at sco hi
. In addition,

that the UL would

T

44

-3 b .
sl =0

etrong Congressionai
trip had provided the occesicn 1. g

commitmert to the detense of Thailen:

Mani'!=

Earlier doubts about thre

bases

cretary Holbrooke ¢t

o

in the Philippines hay

Manila

renewved negotiations

completed successTiully 2t the end of 1978.

Meanwhile, interest

in normalizing with Vietrniam continued. in

cerngressional testimony in Maroh 1978 Helbrookie described the
previoue vear 2¢ having produeeed “"some slight but significant
impraovement in r2lations between the Unjted States and Vietnam." [13)
Jr. May, Henoi's sccertance of & Jong-ztanding American propeosz] that
a Vietnzmess expert tezm vieit an American MIA jdentiticaztion
recility in Hewzil seemeo 0 OpE&N UR the prospect Ot some PIrOgEress con
enie irsue. Even go when in July the Vietnazmese began to droz hints

journzlisgte, and co

demsznd

Siplometic reiztions without precondition

L
"
-
.
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trom

d teen in the syp

dJittesrent

nsressiona

€ 1or 3id and enter

£. the a2tmosphere was

1877.
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Unmile 1n Aflia anteginism betweer Henod and Ekeiring hed becr
steadily rigsing, 1n Washing on in the internal administration
ESTruggie over contrel o1 Cranas policy. the sdvantage now rested with
the N and nationz] security zdviceor Zbigniew Frzcezinsihii. At the
hezrt of the ditterences hetweer Vance and Frzezineski on Chire's
rlzce in American tcreign policy were crucizlly opposing viewe overs
the management ¢f the US-Scviet-Chinese triangle. The Lbitterness ot
the struggle 2 the participante have subecsequently described it

reflected nct only the grave importance of the central questicons a2t

(48]
oy
-
.
o
"l

iesue., but also the peculiar mystigue that hzd come to zurround

rolicy &nd its contrcel sinze the secret Hissinger mission of i&7

[ 3%
.

Ari¢d Vietnam had become Inecscawvably part ot the problem ae Hanoi!

n

relatione with China deteriorated and its ties to the Scoviet Uni

o
b}

grew closer.,

As earlv af Jeanuary 1275, with escalating hostilities on the

m

mese boroer %tlrelTing irtermational! attention, Erzecineslli had

«Z
[
,-o
R
Qe
o

identitied Vietnam zg & Soviet surrcogaste. Vieiting Beijing in hawv,
e tound the Chinese quichk to denounce Vietnamese perfidy: within &

month *the (hinece were publicly dececribing Vietnam as the Asian
Cuba. Py July, EBrzecineli wae peinting to the cencitive state cf
normelizztion negotiations with the PRC. now tarceted tor comnietion
by December IS, &5 & reeson for pestponing normalization with Hanﬁi.

In the ~zontinuing detest2, Vietnanm's own ascrions were adding

weizght to the srgumente Tor delev. In Mzrch, the draconian mezsurss
emvloved ¢ emtorce the &nolition o privete trade put an end to

.
—
h

the interests ¢

sypestaticons ot & preduniist eoIvomic pold

-
"
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te reszched until early In 1979, But even in May the refuges iniiux
hed begsun to cause probilems sor ASELN ccuntries and to requirsre

policy respIinses &8 reriected in the Vice-Frecident's

o

[ Xs)

announcement in Panghol: that the United States would accept an

additional 25,000 retugess trom Sovtheast Asia annually and wocuid
provide up to 42 million to the Thai government to support the
deveiopment c¢r longer-term plane Yor refugee recsettlement. Mounting
numbers attracted increzesingly untavorable attention to Hanoi's
policies'psrticularly as evidence accumulated thsf Vietnamecse
officials were not only forcing ethnic Chinese to leave but also teo
pay tor the privilege of doing sc.

0f growing concern slsc was the developing relationship between

Hanoi and M>szow. Vietnam'e abandcoerment in June o1 its earlier

resistance to joining Comecon. despite Soviel pressures, Was seer, 2¢
€ty

rong. alithough not vetr ceonclusive, svidence of an alliance in the
maliirg., Hzeeive Soviet armes deliveriez in the summer of 1978 peoirted

in *he same directicn while the fcviet-Vietnamerse Friendehip Trez<+w

c! November 2, 1279 made it even mere cirficult to argue that = .
difplomatiz relztionehip with Weshinrnzgton could be a strong

counterweligsht to % mutueally suvppsrtive Hanoi-licscow tie.
Mush ezrlier, however, the tide had bezun to move decigive!v 1.

-
L]
<
[a]
AR Y
A)
)
-t
"
"
+

rponement. On September I7 when Vietnamese Deputy

Forejgr FHinister Nguven Co Theeor tinallv gzve oriticial contirmatizn
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reee to 2banany 1te preconditaions. Holbroolis,
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meeting with Rim in Néew Yirb, wasf Ulal i€ Y. reST. "2

imid-October the Fresioent Lad accéfp'e€d brzezins, ' f

17

postpone--whether 101 wholly Jhine [¢bid"fF (1 & ¢! techuse 1

concerne over the impasct €1 £2!.,! arcther ceteal . ¢

move cn the November electione teémairning 3 28°e:

’a

[is) Ee that ao it may. egince the Frecidert's oec:

(1}

by no meanes precluded resumin: negotisticng with wp:
Department examination ¢f the modslities 0! an ever:?
continvued.
occupation of Cambodia put an end to procspects that,
relations with Beijing were estabiished. nornalizat:

with Hanoi would resume.
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-1
~t

4]
1
[y
]
ls d

pr1ter Cambodia. 1

In December. however. the Vietnamese :n.

[ S e I
recomme gy 1
TLrelgn FO LD,

tele

.
"

<kl TeiBTICNE} i}
#€.Cn Eng
cnce ciplomaptac

o negotiations

fince the Vietnamese cccupation of Cambedia. the Liniteg States

hags cefined withdrawal o Vietnzmese troops and & po

cettlement 2¢ prereqguicitee for normalization.

contacte with Hanoi have been confined o retugee =n

(Cthervige., the US relationship with Hanci has taken the 1c1m o1

g MIA matter

litica!

Urtficia! american

"m

Americen pzariicipation with ASEAMN in preesurees on Vietnam cdirected

toward inducing it to agree tc withtraw jte torces trom Cambodia and

to 2 political eclution thers retiecting *he treely expressed wiii ¢t

Cemopodiz'e people and eneuring CTambodisn neutrzlity.

Not onlvy

bec=use ¢! cocperation on Indcochine ifsfsuees., including refugee

Froblems a2 well € the heoetilities., bUvt alsc betaure ot = burgeoni= ¢
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economio relacionship Aand the precliteration ot other Contelts @y
comnmeorn intereste anc ties. the US-ASEAN relaticrehip has sclidit: e

€231 turther. In tne pubt1ae srend, trequent tritute is paid ¢

4
'l
(5]
-

ASEAN stienzth: andg cohesian as lLey @ org in mEirtaining rescsc -

"

O \VjEerraméese aiJsecciorn end. mere breoadlv. 2IomElirg ImpOrtErs

"

contsilutiong 10 the nalntenante ! AmMer:o®n E€ecurity intvte

12 &2n3 the Fzcitic.

East A

[«}¥

The United Ztates hes géen occnzsiderzile

LY
3

n

ntege in Eeurpocotac,

eagerehip on Cambzdian icseuee rather thern

"
/g
hed

(o3

ASERN porition

0

gseening to play the domingnt recle. LEkecsuse & £trong and sels-

1r
i
®

contident ASELN &g important to the Uriteld &+stes, the prectize ar

-
n

rze gsined trom | fenerallyv elilltu]l erercise o1 lemdership is &r
American af well as ASEAN asset. Arv danger that US involvemenrnt in
the Third Indocchina Waxr mignt be seen &t home as likely to resu.t :.r

replaying the fecond has been all but eliminated by the American |ow

"

poeture. AEZEAN lezdercship haze aleo tazcilitated the mobilization o

Third World evpport behind pregscsuree on Vietnam to withdraw. AR, %

abtiy tair to cay that ASEAN hzs been #ble to deal with bozr

o
T

Hznc: z2nd the resgistance to Hancl with & degree of subtliety ang

ity that ¢cres not come eafsily to the United S-<2tec.

By

Q
m
"
e
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amtig
MNeverthelezs, 2z the Ceémbodian stalemate hees remained urt:ci e

ccme Jdittersnces have aricen between %“he United States and ASEAILL.

f (e 2¢ these 1eveolves srouns poesible contlict between US (Chaire
-’
: interests #rnd Americer. €upfCrt tor AISEAN. Trie concern arcse moe’

Glrestin in the first yesr ¢t the Rongld Fes;zr precsidency. Bt

- - - - - -
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Derretzry 01 Ytate Alexands=r Haig's Junc 1v¥%! visit to (hina seercd
t¢ rortend., ASEAN rescted with difmav to the US pucition at the
Irte:rztizra!l Conterence on bampuches (1) heid the next month i
Hew Yori. Trie ASEAN sppreach called tor stiong barriers in anv
fettliPment Agreement Against the rerurn to powver ot Beiding's lhmer

-

o

Kcuge preoteges and tor & more concilistory approach to Vietnam N
the Thinege t thet time vere willing to entertain., To ASEANR

nt=tives. their tailure tc prevail egeemed attritutabie to US

-
L]
=3
LRy
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n
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surpcrt tor the PRC position: they remasined unconvincesd by

trhat the United States had merely tried to steer =

-
fa
fad
L
"n
fad
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o
n

midc:.€e course and prevent the conterence from brealling up over

L}

. Gueeticng that could be deterred to what was protably # distant

)

' tuture. €ince then, the ctficial Chinecse position hzs come much
clecser toc ASEAN'E. Even.so. the ASEAN countries remain apprehensive

K Tt &#t. in fome ftuture difference with the PRC over Cambodia. the
crited Strtee will again gide with the Chinece. At the same time,.
< re cimplsz:in that the United States docees not take sufricient
sdverirge ¢! ite esuprortive relatione with Beijing to incduce the
frirese ¢ 2:%ter their policies toward Vietrnam in ways that mighe
re.;. vrear the Cambodian deadl:ick.

chee to the lhmer resiztance tactione have &lsc

a~

ZEZAl. FFEIC

plf=. gpCiizy grcbleme tor the Unitecd States. It hae been nmuch eze.es
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: IEEAHA‘C € fpreg: €tromg coppeeition to Fol Fot's return to oo
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g nd o otrer get the [fesus zsgice and accept the Ihmer Rouge ac

) &
.
1resleTrl ! cert ¢f the anti-Vietnameee alliance. As long at tne
TESL MLiivogert L trne UN remzimss ar igeus, the lUrnited States zicloo
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with AIEAN

1r veting tor its retention by the D, but it wes

extrenely unzomfertakle in doing =0, At ites comtinuing discomsost

with the bhmer Fouge role in the opposition coxlition was responzitie
foar itz coonl) resmons: to the CQGDH eight point negotiating projpcszr 1

Me: oh 188 zalling 1o0r *he estatlichment ¢t & guadripartite ccri:vicr

,.
W
o
'

At the same time. however. the United States haes been relucs

iEn

s respond to ASEAN precsures tor supplementing Americen humani

ral
ve

&
#id tc the non-Communiet FFhmer resistance with military assistznce.
Ir. an interesting reversal ot position’on support for freedom
fightere, Jongressman Stephen Solarz wss responsible for initiating
iegisiative provisicns for such sssitstarice which the administration
initiazlly opposed. Secretary or State George Schultz in KHuala Lumrur
in July 1958 declared the=t the United States saw no special need tor

Americsn zssicetance €7 this lkind., tinding a better role in providing

teod. Slcthing, medicine 2nd other supplies which "people need as
much £ they need guns.” Arguing that over the long run humanitarian

»id might te m2re gsusteinzbie, he warned his ASEAN audience that

"w

L

*{2ngrecg if a very changeable creration. Thev're in favor of

something =% one time and then some things can happen and they charge |

tteir mind."” [18] The legicelation ac it emerged freom Congrees in

1i¢ rno more then actherize zeceietance of up to ¢ million

-r

i

arourlly with no retererze o what might be provided. Thues tar.
rilictary zgeictance provicec under the Solarz amendment has besn

Tems

ne

nd "nin-lethal" esvivment.
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Meanwhile, the princips! US negotiating contaczt with Vietrzs nzs

4

o

/]
]

teern on MIA jeseues. There tone hose been set largely by chuices

in Henoi. For sone years., intermittent indications that Hanoi wers
sdopting = more Ceofperative attitude tended to be tollowed bv
cisappuinting perrormance.  Since mid-ldtt, however., Henoi':z behar ior
has been more consicstently cooperative. In August, & meeting witn
Vietnemess oOrtficiale was described by an American participant zg the

"mcet substantive and preductive”™ vet held., "remarkable for the

absolute absence of any linkzge whatsoever to larger political

e

jesues." [1€] Arssngementes made in 1985 for joint excavation or = E-

| €2 crash cite were implemented in 1986, Also in 19868, further

E discueeion ¢f Hanoi's 1985 prorposal for recsolving the MIA issue in

)

" two vears produced =n exchange of plans of work and new formeal
commitments by both sides: the United States to provide material

i agsietance in support of turther excavations and other such
activities; Vietnam to permit American experts 1o accompany its cwn

. on excavaticne in accessible areze.

" . .

! The United Stiatees hae continued t2 insist that the MIA problem

| is & humanitezrian one to be lept quite eseparate trom the

. nermalization question which, cther issues zside., cannct take plzos .

:. vithsut an acceptable settlement in Cambodia. However, in 128%
corgressional testimany, Asgistant Secretary of Stzte Faul Wolrteowisn:z

;i ncted that & reczclution or the MiA igfsue would "improve the

‘ atmcsrhere” maliing it " lct easier for the United States to fplav =
rele™ in euch a settiement., [172 To date., decsrite the improved

zemisvhere, rrczregs toward resciuvution nas continued slowly. Tre

|
!
|
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renains &and intormeacion turneo. over by the Vietnamese in 1988 rediced

onlv slightly the UY count of micging in action or otherwise
uraccounted for rrom 1727 st the beginning or 159866 to 17€5 in

Ncovember.,

Opporturnities Mis

That the SEV missed an opportunity tc normalize relaticons in
1977 is incontecstzble. That the United States missed such an
oprortunity in mid-1978% is arguable. Thet. had normalization Leer
accomglighed in 2&77, the subsequent course of events would hzve beer
markedly aitered i at leacst possible: normalization in mid=-197% cor
later in the vear would have been most unlikely to alter the course

¢t events in any significant wavy.

L

Given the strength cf American emotions on reparations., emctions
that cut right acroee the pelitical spectrum, normaslization was
impoeszitle 28 long &g Hancil insisted on thies precondition. Had Hanol
recogrized this and abandoned its preconditions in response to 8 newv
well-intentioneo acministsation normalizztion would almost cesrteinly

have tcllowed. White active proponents ot thie courcse cutside

IS
g
L0

zdminicetreation were rew in number, neither were active oppcnent

n

riumescus. Moreove:r, thie early in ite term. the administration could
gocurt on congiderable leewsy Tor foreign policy initiatives. The Mis
igsus would prehebly have been managezble. sepecizlly with a littile

nsie Timesse or Henoi's pearti there was support on the Hill for

the problem that could havs
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counterscted crposing demarnds tar & tull accounting ac & precondition
t normalizatiorn.

The inte:rmaticonz! cizcumstsnces were also propiticous. Hancd

)
(4]

& member ot the Scviet bloc: it still
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Fingz some talance in ite relations with Moscow ang

ey

emed to be e

n
n

Beijing and tor more sctive relations with the West. The Chiness,
€till trving to steer something ©f a middle course between Cambodis
g Yhelv
and Vietnam, were conveying to American interlacutors\suppo:t tor Us-
Vietnamese normalization as a way ot reducing Moscow's opportunities

tc draw Hanci inte its orbit. ASLCAN, although concerned over what
cseemed to bLe s3n excessive American focus on tormer enemiecs at the
expense of cla Ifriends. nevertheless favored an American-Vietnamese
reiationship tif not carried too far) ae hopefully encouraging Hanoi
towsrd moderation domestically and in ite relations with its
neighbore.

it is =t Jeast possitble thazt neoermalizaticon in 1977, expecially

.o
(o Y
[N

t haﬁf/com; €xrly in the yeer, might have had some influence on

C

the sutegeguent couree ¢t sventes. Improved prospects Tor trads an
investment trom the US and the West might have strengthened trends

toward moderzstion in Vietnamese economic policy. 1T 0, thie migzht

hzve given Vietnam's overssaze Chinese commercial clace more bresthing
space., removing one drritani--zlthough others would have remzinsd--
srom orelations between Hanol and beiliing, It might &2lso have

tregaltzd in = greater varietv of proritable 1ies between Vietnam an
yor=(oammuniet countries the desire to maintzin which might have

ien: here, however, the customary expeztations
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ot naticonal leacers that they can eat their cake #nd have it too must
1
,y be factored in. Ancther important shadow ¢n this optimistic sceraric
b
N . ; . . . . . .
" is the unlikelihood that the mere opening of diplonmatic relsations
gt
Ve . R
between Washington and Hanci wou!d have given the Khmer Rouge rezescr
K\
3: to abandon their suicidsliy provocstive course., khmer Rouge
: b
oyt
i persistence in turn would have contronted the FREC and Vietnam with
K
w
dilemmas the resyponse to which would have been dictated by vital
& -
# security concerns tor which the United Stztes had neither
]
. . s I3 3
\ responsibility noer remedies.
¥
.A

The Vietnamese clearly missed an opportunity in 1877: the United

-
-

# States may have miscsed an opportunity in mid-1978. Had Washington

k‘

R responded immediately to Hanoi's hints of July and had Hanoi

1

)1. . . . s s v . .
immecdiately made its position official, the path toward normalization

3y

ﬂ might at least have been less obstructed than it was to become later

y

! in the vyear. The argument for counteracting Soviet influence through

Ay

= L)
normalization with Hanoi might have been more persuacive while the

‘Q

o csigniticance of Hanci's membership in COCOM was still debatable

A N

«

x EBrzcezinski w2s zlready on the ¢other £ide, but he had not yet

he

- persuagsd the precident who wee only beginning to face the foreicgcn

3 L I

@ policev difticulties--heigh+tening oppoesition to SALT 11, Soviet .

3

& adventurism in Africe. the collzpse ¢t the Shah, and the like--that

u! -
mounrted 25 the mid-term elections approached.

ry

v& But & normalizetion process set in train in mid-1978 almost

W

h' certainlv would net have altered the view alrezdy prevailing in Hancoi

"’
trhet Vietnzmese security required the extirpstion of the Feol Pot

.A

) regime. Ner could it have sltereld the conclurzicn that had been mace
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£0 nescapibile by the 1 ricide! purge in Cambodia's Esst Zone o
1
! Mzy and June. and by other events as well, the conclugion that.
L
ot '
Q althougt & hbhner cover wers desirsble, if Fol Fot and the Khmer louse
were to be eliainated =e guichly and completely as Vietnamese
i . : . . . s ,
" cecurity interests rejuired., & majcr and concpicucus FAVIE invoi eoent
, ) i
L . N . . .
2 would be inevitable. Indeed, &!l o1t the evidence g0 brilliantiwv
Y
marchezlled by Navan Chanda in Brother Ernemv pointe to tne conclusic
& thzt. wheiv Henci reacthed cut to the lUnited States and ASEAN in mid-
L
' . . X . .
% 197¢€. it had in mind no more than the hope of moderatirg their
¢
’ rezctions (and perhaps Beijing's) to an already determined ccourse o1t
Y,’
My acrion.
L
)
? As much in July =ze in September the principa! contendere were
)

on & colligion course. The Vietnamese had zlready hegun o

m
BJ
o
m
(3}
n
(85

f. call 12r the overthrow of the Pol Pot regime and to orgzanize the
;¢ torce that wse to be surfaced in November ae the KNUFNS (Fhmer
Q?'
Naticrnz! United Front for Naticnal Saivation). The Chinese hzd made
K
o thejir Jeegt attempt to induce cezutien in Fhnem Fenh at the beginning
"
r ¢t the vyezys with Deng Ying-checo's visit. This f3iling., theyvy hed
n
§
) thrown thelir suppert uneguivoceally behind Fal Fot both in public
&
X stztements znd in surplyving military equipment. keijing’'s
cgenurciztions of Visiram 10 domeztic and foreign audiences were bDeine
Y :
reziyroreated by Hanoi which, in July, identified the PRC 2¢& the m=in
T
s cuiprit behinx Cembodiz's provocations. Moscow, with perceived
.3 Javizers 11 hoztile encirclement increacing., was all the more anxizus
o
to o snezisioeats it1e relFtionship with Hanoeid 2 the militant Broezirvslid
t;'
g line seexsd to pe tahing pofsegsion ¢ Americezn (China pelizvy ang tne
L"
n
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' Japzvess #rre=d 0 #n enti-héezemory clause in their August 197¢ lea:e
K and Friendernip Treaty with Uhina. Mosoow's pavment tor the new

i

R

W . . . . .

3t alilance even bheifre i1 wee 1ormzlized In November began in Augus:

i

RE withy = msssive mrms aizliti ¢z Vietnam.
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iy llew Srrortunities Teodew?
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:3 In many wayve. Amsrican policy towsrd Vietnam and its {ambodian
Led

I'|
[ .
ﬂ* venture has been eminently succescsful. It hzs besen pursuvued
e

L

‘! . - - . .

A consistently and steadily by two administrationes. 1t has been either
ﬁg ignored by the generz! public or accepted with approval. ]t hzs not
W
:K Frecipitated significent conflict between the executive and

‘ » .

4N, . . . .

! legislative branches or ca2used major struggles within the executive
2aF, . . . k) a 0
g' branch. These are perhaps negative virtues. On the positive side.
.‘|

My it has strengthened the US-ASEAN relationship and aveoided 2 clagh or
)
s views with Eeiiing in &n area or much more immedizte concern tc the
Qﬁ FRZ <han to the VS, And, in the UN, it hzes brought the United States
k)
ﬁg .
?ﬂ inte = rather rare alliznce with a large mzijority of Third Worid
R
e ,

2 countries.

-

{' in the Indochins theztre, its accocomplishments have bzen less
X | ‘ '
<@t weighty. lte eupport of AZEEN-orgasnizecd pressures has been 2n

o

% . . . . . . - . )
—_ important fastor in obtetructing Hanoi's achievement ¢t internatiorzl
vt . s .
;2 recosnition foay ite puppet regime. lte avoewed commitment to

g
fl‘" - ) ) i c e coy s . . |
0 Thailend's security znd ite military assistance have contributed -o
;l‘_l i
' the presgzures on Haneci tuor cezuticon on the Thai-Cambodian bordes. :
. zlthzazh Thinsse polizvy constituies & more important deterrent. FEur

-




no greaters prospecis today than there were ten vesrz :2c

©0i's agreement to @ genuine military withdrawal and »

cv) soluticon slong the linee advanced by ASEAN. And, .

while. the utilization by the Russiang ctf their military

dgement in Vietnam continues to increase.

Theee disadvantages do not seem to weigh very heavily either

with the administration or with the general public. They do.

however., prompt occasional criticism., usually in articles in learnad

journals. de:cribing American policy as excessively supine. in the

. worde of one writer as "A Case ot Strategic Surrender." [18)
Although the prescriptions critics offer tor change may vary,

their snalyses of the principal factore in the situstion and the

obstacles to settliement are markedly sfnil:r and do not difter

radicslly from those cof supporters of present policy. Chinese policy

and Chinese-Vietnamese relations sre almost universaslly seen as

constituting the most significant factor in the Cambodian equatiorn.

Host regard Chinecse assent:zsson;ia! tc the survival of any

éettfémeﬁt. Eaviet.suppcrt 8 an important centribution to Hanci's

okduracy. In the view of most, deadloci: persists In part because

China and the Soviet Union both preter the present situztion 1o any

alternative they can envisage: they do not find the costs excessive:

jéither ie likeiy to permit Tambodia to become an cbstacle te
mutuzlly preofiteble understandings on cther matters; and the USSR,
a2lthough it would protably weicome & more corciliatory poliey en
Hanoi's part. will not rishk ite military accese to Vietnam by

preeeing for changes in Cambodian policy.
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ASEAIL ¢xpectsticons ©! the res:ltes 0t ite pressures are
A . . . . . . : :
5 criticized as unrealicstic. Hanol igs seen 2z unwilling to jecpzrc:icze
{
a ite control of Cambodia by any rexl concescione., at least as Jorg &t
“". .
its contreontation with Eeijing persiste. Military pressures are vt
4 o s A . .
) seen as achieving a decisive outcome for either side: Hancoi carnct he
i
' . ' 3 3
ﬁ expelled by the anti-Vietnameze guerrillas but althcugh it can
N !
contain them,it cennot eliminate then,
“, ..u . s
Q: The advantagee and dangers ot the present situation are alsco
Wy
G . . . . . . .
& seen similarly. The advantages cited include the greater integrztion
of ASEAN that ite Cambocdian response has brought about, the
s
' ) ; ‘ - . . .
D coenealidetion of the US-ASEAMN reistiornship, the avoidance by the
? Southeast Asian contenders of totsl confrentation. The disadvantages
A
most emphacsized by those who would encourage some change in American
.ﬁ
) rolicy are the cpportunities the present situation provides tor undue
'? I ; ]
B . :
? Soviet and or Chinese influence in the region. Others cited include
"
&
B ]
the continued rolarizstion of Scutheast Asia: the stil) expleosive
"‘ . : I3 .
G potentiszl]l ¢f grezt power inveolvemsnt: the dangers to Thailand--or the
¢} $ & &
.Q‘ . .
\J
[y . . . N .
sﬁ one hand, & Vietriamece attack, on the other hand. interruption cor
x"
o
present trends toward civiliarn, constitutionsl government: and the
N :
ﬁ denger to ASEAN of continued differences between Thailand and
l‘! -
H
? indonesgia over how the situation should be handled.
‘ -
o b
Clearly critice cf American pclicy appreciate the intractabilizy
h;'
:Q ot the caugses ©f the long-standing stxlemate. Put they glimpse
L
N ca s ; .
*y crportunitizs in Hanoi's resentment or its dependence on Moscow =nd
in jte intermittent susgsricions *that Moscow once again is abiout t:
i alzrdin Viesnam: in indizations that Hanoi s now giving more ssr:zur
-
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and realigtic a*ttenticn to jte grievous econamic gproblems; and in
ac vet very dimly seen., In the relatione between (hina and Vietns
M2et frescriptions 7¢r new or altered American policies loot
initistivers intended t¢o improve the prospects tor brealing the
present staxjemzte and bringing the war to an end. Othere, howeve

Jook to an increace in American pressures which. while they ma-

preclong the war., wil)l increxmse the costs to Vietnam and add 1o ¢

prospects tor & more satistactory soclution in the long runr.

prospects that out or FRC/Soviet discussions might come some ehise
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The prescriptions cof those whe advocate the latter course center

en the provision of US military ascistance to the non-Communicst
elements ¢f the Khmer resistance. However, expectations that the
linited States can a3id the recsistance to the point where military

victory might be in its grasp do not seem to play any part in thi

s

preposal. FRather., the argument in tavor reste in part on the utility

ein receures on Hanoi. Even more. however., and in lin

of incre

m
sl

with e€cme AZZ:AN viswe, American military assistance is =dvoacated

n
LM

wzy df'bélan:ing both Khmer Fouge znd Chinecse roles. US militery

nee will improve the non-Communiete’ morsle., their =bilitew

e
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[

- o

attract recruite., and their righting strength therebv improving theéirs

sbility to compete with the Fhmer Rouge now, a&ng latsr to trustrs

"W

their z<temeptes 1o doeminxte cor even participate Iin a ccalition

goverrment, fimila: iy, the United Sizte
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T 1o praing vhe
MEre ¢conciliztory posture toward

Vieltrnzh wi*th new diplemstic pressures on ASZAN and China.

N

.

termelization with Hencel ie urged =5 & way ot encouraging Vietnam ¢

"

coempromigse since 1t will now have accese to0 western s3id and trade
which will) algc enable it to dicstance itselt trom the USSH. At the
same time Vietnam's teare o1 &n independent Cambodia as a threat 1o

1€ cecurity can be reduced by persuading ASEAN to asbandon its

[

support fcr the recsistance and China to recognize that its pelicies
serve only to drive Vietnam more securely into the Soviet embrace to
the detriment ot bsth Chinece and American interests. The impact ot
this mix of inducements to Hanci and precssures on others will then
serve to convince Hancoi that the other acteors concerned have

ed Vietnzmese legitimate intereste in Cambodia to the point

A2
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where these interszste no longer need protection by an army ot
ccoupztion and 2 puppet government and where Vietnam's subordinate
relaticonehip 1o the Zoviet Unicn need be tolerated no longer.

'As ﬁichsel Leizer has commented "In idexl terme, of course, it
is rot disficult to guggest & tormula tor peace." PBut, 2g he =adds
tate that fermule is oniy to etate <he rundamentel probtlem is

sncile #8 well 2s in idez) terms.™ [12) From the policy maker more

i€ resuired, not merely general prescriptions tor change but alec




#TiEwETS tC hard questions asbout obetacles. risks, and sources o1

leverage. Twd Earticulorly ditficult ones concern:
--the jggs;f oA 01 normalization as an inducement to chanjed
behzvior an Vietnam'e part with resrect either to Canbcdia c1 to
the USSR when it is demonstrably bevend the range o©f poesibility
that the United States can even begin to replace fhe Soviet
Union a¢ a source of econcmic support or protecticn
--thé‘noturid'af the inducements thst might persuade the Chirese
to aiter & policy toward Hanoi which they are convinced will

succeed over the longer run and meanwhile protecte their

perceived interests at low cost.
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